reform initiative within the Intelligence Community may yet provide a more positive HRM legacy of the Bush years for the Obama administration to build on.
Specifically, the promise of the Bush administration's HRM effort to fashion "big government conservatism" in the national security arena lies in its potential for extending to the executive branch a federated approach to reconciling three key challenges confronting would-be reformers of the civil service system: (1) replacing the General Schedule (GS) with new rules for compensating and classifying federal employees; (2) balancing the need for the standardization of pay and classification policies across the government and a simultaneous need for the customization of those same policies at the agency level; and (3) reconfiguring the Senior Executive Service (SES) to fulfill the original vision of a corps of generalists whose careers would span agency lines.
The article begins with an overview of the primary HRM challenges facing any new administration in Washington. It then reviews the logic and tactics of the Bush administration's efforts to address these issues and summarizes why, according to conventional wisdom, it failed.
The paper concludes by reviewing how and why specific efforts taken in the national security arena-in particular, the common personnel framework developed within the IC subsequent to the passage of the Intelligence Reform and Terrorism Prevention Act-provide a model for addressing the three key reform challenges: replacing the GS, achieving a balance between uniformity and flexibility, and reconfiguring the SES.
CIVIL SERVICE REFORM CHALLENGES
A central challenge in reforming the federal civil service is that of deciding how pay increases for federal employees should be apportioned, whether on the basis of longevity, performance, or the market. A number of key oversight groups have argued that individual performance be given greater weight in pay-setting and that the traditional GS should therefore be abandoned in favor of broadbanding. A second challenge, related to the first, is that of the "balkanization" of the federal personnel system as individual agencies have opted out of various Title 5 rules, including those governing compensation and classification resulting in a patchwork of personnel systems across the government. A third challenge is to foster greater cooperation and collaboration among members of the SES across agency lines. The following dissects these three challenges and reviews and critiques several common remedies that reform advocates have offered over the years.
The Obsolescence of the General Schedule
The GS has long been criticized as an obsolete approach to classification and pay.
Problems with the GS most often cited by critics include: (1) the classification standards at the heart of the system are outdated; (2) the 15-grade system is overly complex, allowing technicians a disproportionate impact on personnel decisions; (3) the system is relatively insensitive to the market; (4) the rigidities inherent in the system are an impediment to change; and (5) the system leads to insufficient distinctions in the pay levels of high and low performers.
In a 2002 report, the Office of Personnel Management (OPM) identified the GS as a "system whose time has come, and gone" (p. i). In the report, OPM noted that the GS system is anchored in the Classification Act of 1949, and that at the time the law was passed, "Over 70 percent of Federal white-collar jobs consisted of clerical work…." (p. i). OPM added that while the GS worked well in a workforce that was predominantly clerical, it is not well suited for a workforce in which "knowledge work" dominates and in which jobs are less well defined and distinguished (p. i).
A second argument for replacing the GS is that the excessive number of rules relating to classification and pay-setting leaves key management decisions in the hands of staff personnel. A 1993 report on Reinventing Human Resource Management issued by the National Performance Review concluded that the GS results in "fragmented accountability": "The GS classification system is difficult to understand and to use. This prevents managers-who actually best know the work being classified and its value to the organization-from assuming the primary role in classifying jobs" (para. 12).
A third area of concern is that the rule-bound and, hence, rigid nature of the GS system becomes an impediment as organizations attempt structural change. Broadbanding is more flexible in this regard. In its 1995 report, Modernizing Federal Classification: Operational Broadbanding Systems Alternatives, the National Academy of Public Administration noted that, "Broader bands allow managers to shift their workforce to new roles more easily. In the current right sizing and downsizing mode, such flexibility would be of great benefit" (p. 1).
Broadbanding as an approach to classification and compensation was first introduced as part of the "China Lake" demonstration project in 1980.
3 With broadbanding, multiple grades are combined into a single band, thus expanding the range of salaries associated with any one position. Thus, whereas within the GS a grade has a 30 percent range (i.e., a GS grade's maximum rate equals 130 percent of its minimum rate), bands often are as wide as 50 percent.
Broadbanding obviates the need to make fine distinctions in levels of job difficulty and responsibility, and as a result, managers can play a larger role in classification decisions.
Broadbanding also provides recruitment advantages, as qualified recruits can be offered salaries anywhere within the specified range rather than, as generally occurs within the GS, only at step one of the grade to which the position is assigned.
A fourth criticism that has been made of the GS is that it is insufficiently sensitive to the market. This is in part due to its preeminent focus on "internal equity"-that is, on ensuring that pay levels are the same for jobs with equivalent levels of difficulty and responsibility. The grade system is the primary mechanism for achieving internal equity. However, as OPM has observed, "Labor market shortages and excesses are described and analyzed in terms of occupations, skills, specialties, and locations, not grade level…" (2002, p. 14) . Needed, according to OPM, is a pay system that provides a better balance between internal equity, external equity (i.e., relative to the market), and "contribution" equity (relating to individual performance).
Greater weight on contribution equity, of course, implies that more consideration be given to individual performance in pay setting. In its 2002 report, OPM describes the GS system as "performance insensitive":
The way the Government delivers pay increases-and the relative value of those pay increases-reinforces the message that performance is secondary at best. In any given year, Federal employees receive more pay increases for remaining on the rolls than for meeting or exceeding performance expectations. (p. 12)
According to OPM, part of the problem with the step system that characterizes the GS is that the supervisor's choice is "binary"-that is, to either grant a step or not grant a step. In this system, virtually everyone gets their scheduled step increases. Most broadbanding systems, in contrast, do not include steps, and pay increases can be scaled according to level of performance.
And although broadbanding does not necessarily imply pay for performance (PFP), most broadbanding systems do incorporate a closer link between pay and performance than exists with the GS. Early broadband systems, including that at China Lake, provided that pay increases be scaled according to level of performance. China Lake's appraisal system recognized five levels of performance ranging from "performance that is demonstrably exceptional" to "substantially below fully successful." Employees assigned the lowest rating were excluded from the government-wide "comparability" increase as well as any individual increment, while those with the highest rating could receive a base salary increase of up to six percent plus a bonus of six percent.
Whether PFP as a generic concept is well suited to the public sector has been a subject of much controversy. A series of studies have raised questions about the viability of PFP in the public sector (e.g., Kellough and Nigro, 2002; Kellough and Selden, 1997; Pearce and Perry, 1983; Perry, Engbers, and Jun, 2009  At China Lake, the percentage of employees agreeing with the statement, "Pay raises here depend on how well you perform," increased from 47 percent in year 1 to 60 percent in year 10. In the control group, the corresponding percentages were 46 percent in year 1 to 40 percent in year 10. Employee support for the project grew from 29 percent at the project's inception to 70 percent by year 14 (Schay, 1996) .
 At the Department of Commerce, the percentage of employees agreeing with the statement, "Pay raises here depend on how well you perform," were as follows: the baseline went from 36 percent to 54 percent in year 7. The control group percentages went from a baseline of 34 percent to 35 percent in year 7.
 At China Lake, the percentage of respondents agreeing with the statement, "High performers tend to stay with this organization," increased from 31 percent in year 2 to 42 percent in year 10, while declining from 29 percent to 24 percent in the control group.
Similar patterns were found at DOD's AcqDemo project and at the NIST (Thompson & Seidner, 2008) .
The Problem of Balkanization
As agencies have attempted to evade the constraints of the GS, alternative approaches to compensation and classification, most of which feature broadbanding, have been implemented.
The broader problem thereby created has been the "balkanization"of the federal personnel system. In place of the "one-size-fits-all" approach represented by the GS are multiple sets of personnel rules that have created governance concerns. John Berry, the Obama administration's initial director of OPM, commented on this phenomenon in a November 2009 speech. He noted that, "A significant and growing number of our employees are not in the GS pay system" (Berry, 2009, para. 25) . Berry also has called the federal pay system, "balkanized to the point of a risk of failure" (Rosenberg, 2009, para. 1) .
The proportion While "balkanization" is consistent with the tenets of strategic human capital management to the extent that it allows agencies to tailor personnel rules to agency strategy, culture, and technology, there are problems with this approach from a governance perspective.
For example, the principle of internal equity is compromised as employees with similar qualifications, experience, and performance in different departments receive different levels of compensation. Also, the government is increasingly divided into "have" and "have-not" organizations as departments and agencies able to secure hiring and pay flexibilities gain a competitive advantage over those left in Title 5. There also are practical problems, including that
(1) transfers between departments and agencies become more complicated due to heterogeneous hiring standards and pay systems, (2) oversight is more difficult in a system with multiple sets of rules, and (3) the government ends up paying more than it otherwise would for employees with scarce skill sets due to competition between departments and agencies (Thompson, 2001 ).
As such, a 2004 Government Accountability Office (GAO) report endorsed the creation of a government-wide "framework" within which customization could occur. The collective opinion of participants convened in a forum on this topic was summarized in the report as follows:
There was widespread recognition that a "one size fits all" approach to human capital management is not appropriate for the challenges and demands government faces. However, there was equally broad agreement that there should be a government-wide framework to guide human capital reform built on a set of beliefs that entail fundamental principles and boundaries that include criteria and processes that establish the checks and limitations when agencies seek and implement their authorities. (GAO, 2004, p. 2; also see OPM, 2004, p. i)
The SES: Specialists or Generalists?
The SES, as created under the Civil Service Reform Act of 1978, was to serve as a corps of generalist executives whose careers would traverse agency lines and who thus would promote interagency collaboration and cooperation (Huddleston, 1992) Concerned that, "The SES as a whole…is not providing a corporate or enterprise-wide view of the federal government," the Partnership recommended that the SES be divided into a "'National SES Corps' of mobile managers who will have rotational assignments and clear expectations that they will work in multiple agencies…" and an "agency-based SES" corps (ii).
THE BUSH ADMINISTRATION'S HRM REFORM AGENDA
With these challenges, proposed reforms, and critiques constituting the context of federal personnel policy upon taking office, the Bush administration's HRM reform program relied heavily on a set of ideas associated with the concept of "strategic" human capital management (SHCM). This, too, was a concept that had gained currency within the federal government over the past 10 to 15 years. Fundamental ideas that underlie this doctrine include: (1) personnel "practices and policies differ widely across organizations and across employee groups within organizations," (2) performance is enhanced to the extent that personnel practices and policies "fit" an organization, and (3) line managers are permitted to exercise greater discretion with regard to HRM facilitates achieving that fit (Milkovich, 1988, p. 263) .
Within the federal government, the GAO has taken the lead in promoting SHCM concepts. In 2001, GAO added "Strategic Human Capital Management" to its list of "high risk" management challenges, and in 2002, it identified the following key tenets of SHCM:
 Agency leaders view people as an important enabler of agency performance….
 Human capital professionals partner with agency leaders and line managers in developing strategic and program plans….
 The agency's human capital approaches demonstrably support organizational performance objectives….
 Decisions involving human capital management and its link to agency results are routinely informed by complete, valid and reliable data….
 Agency strategies for investing in human capital are fully integrated with needs identified through its strategic and annual planning….
 The agency tailors its human capital strategies to meet its specific mission needs….
 Managers, teams and employees at all levels are given the authority they need to accomplish programmatic goals…. Capital" focused on just three reform elements:
 The need for agencies to link "human capital strategies" to "organizational mission, vision, core values, goals, and objectives" (p. 14) and to engage in workforce planning to "correct skills imbalances, and provide other tools to recruit, retain, and reward a highquality workforce" (p. 13).
 The abandonment of a "one-size-fits-all approach" (p. 11) to HRM. This refers to the need to allow agencies to deviate from the Title 5 rules for the purpose of tailoring personnel practices to agency mission, culture, and technology.
 Support for "performance-oriented compensation" (p. 13) whereby the pay of federal workers would be linked to an assessment of their performance. Executive Order 12871 mandating the creation of labor-management "partnership" councils throughout the government (Clinton, 1993) . Indeed, in no other arena of public policy was the HRM approach to big government conservatism plied with more vigor, scope, or (ultimately) frustration by the Bush administration as the realpolitik of personnel management in the federal government overtook the best laid plans of its proponents.
As Ed Kellough and his colleagues recount in detail in their article in symposium, MaxHR was promoted as advancing a "flexible" and "contemporary" HRM system at DHS that adhered to long-standing provisions of civil service law relating to merit principles, prohibited personnel practices, and veterans preference. DHS, however, was allowed a substantially free hand with regard to matters such as performance appraisal, classification, pay rates and systems, labor-management and employee relations, adverse actions, and appeals (GAO, 2003) . In short order, the labor-management relations section of the legislation became the focus of a legislative battle when Senate Democrats attempted to include a provision limiting the president's authority by any representative or organization," on the grounds that, "Mandatory collective bargaining is not compatible with the flexibility required to wage the war on terrorism" (Slater, 2004, p. 11) .
In September 2009, legislation passed the House Oversight and Government Reform Committee to restore full collective bargaining rights to TSA. On December 9, 2009, President Obama signed an executive order reestablishing labor-management partnerships with the executive branch (Parker 2009a (Parker , 2009b .
CIVIL SERVICE REFORM, JOINT HRM CAPABILITIES, AND THE IC
With the repeal of NSPS, the failure of implementation of MaxHR, and actions to counter the labor-management relations initiatives, the Bush administration's HRM reform efforts were widely perceived as substantially in shambles as Barack Obama assumed the presidency.
However, with much less attention than was accorded either MaxHR or NSPS, an initiative by the Bush administration to create a common HRM policy framework for elements within the IC provides a potential model for the Obama administration as it confronts the challenge of civil service reform.
Although no comprehensive civil service reform proposal has been forthcoming to date, the Obama administration has expressed an intent to reform several elements of the current system. One priority is to modernize the government's core pay and classification system-the GS. In a November 2009 speech, the director of the OPM, John Berry, referenced "an historic opportunity for comprehensive reform of our civil service system" (para. 4). In referring to the GS, Berry stated that, "Five decades after the last major attempt at pay reform, the cracks are showing," adding that, "We could limp along for a few more years in the current GS system or we can seize this moment to build something new" (Berry, 2009, para. 25) .
It is with regard to the challenge of finding the "right balance between flexibility and uniformity" that the IC's HRM initiative becomes relevant. Recall that in reviewing the intelligence failures underlying the September 11th attacks, the 9/11 Commission (National 
Performance Management
With regard to performance management, the 17 elements of the IC agreed that:
 All IC employees would be evaluated on the basis of both performance "objectives" and performance "elements." Performance objectives relate to each individual and are supposed to be specific and measurable, whereas performance elements are generic and apply to everyone. Each are weighted equally in the overall evaluation.
 Six performance elements-"accountability for results," "communication," "critical thinking," "engagement and collaboration," "personal leadership and integrity," and "technical expertise"-are standard across the community.
 All IC (civilian) employees are assessed according to a common set of performance elements in order to contribute to a sense on the part of employees that they are being treated fairly compared to their brethren in other components.
 Each performance element also represents specific values and behaviors and as such reinforces the performance-oriented and collaborative culture that the DNI is attempting to promote.
 Although, pursuant to ICD 651, all IC agencies must have six performance elements in their performance appraisals, the ICD also provides that agencies can supplement these six elements. For example, the Central Intelligence Agency (CIA) will add "continuous learning" as a seventh performance element.
The transition to the new performance management requirements was fairly straightforward for agencies such as the CIA, the National Security Agency, and the Defense
Intelligence Agency, as their missions are related to the collection and analysis of intelligence.
However, other of the IC elements are embedded in agencies or departments whose missions 
The National Intelligence Civilian Compensation Program
The centerpiece of the IC's National Intelligence Civilian Compensation Program is a paybanding/PFP system modeled after one that has been in place at the National GeospatialIntelligence Agency (NGA) since 1999. Gaining agreement on a common paybanding system was a significant milestone for the IC. The result of the IC's deliberations on these matters is depicted graphically in Figure 1 . The band structure is based on an "occupational taxonomy" that was developed to ensure consistency and comparability in job categories across the IC. The taxonomy includes seven mission categories and three work categories (career groups), as well as six work "levels." Also similar to previous efforts, the IC assigns each employee to a "pay pool." Each pay pool manager is allocated a specific amount for performance-based pay increases annually based on the amount spent historically on within-grade pay increases, quality step performance awards, and promotions. Pay pool allocations have typically totaled approximately 2.4 percent of payroll. Distinctive to the IC's system, however, is the use of a mathematical formula to translate each individual's summary performance rating into a pay increase.
Also distinctive are two extra "steps" added to each band to accommodate the concerns of several agencies that employees at the top of their grade should have to compete for performance-based pay increases. The IC's payband system gives agencies discretion to: (1) assign each position to a job category that determines the band to which the position is assigned;
(2) determine the starting and end points of its own bands as long as those bands fall within ranges shown; and (3) While the IC's system addresses only issues of performance management, classification, and pay, these elements, along with hiring, have been at the center of agency requests for exemptions from Title 5 rules. That the system was designed and adopted by consensus ensures that both community and agency needs are addressed. The IC's system is sufficiently generic that, with minor modifications, it could be implemented across the entire executive branch. The system therefore provides a potential model for the Obama administration as it embarks on a search for a new government-wide pay system. Table 1 presents a summary of the IC's federated approach to HRM showing those policy elements that are standard across the community and those in which agencies have discretion. would extend the joint duty concept to senior civilians within the national security community.
The executive order directs the development of a "National Strategy for the Development of Security Professionals" and specifies that the plan provide for "interagency and intergovernmental assignments" (Bush, 2007) . In November 2008, OPM issued policy guidance encouraging agencies to implement a "qualification requirement" for national security professionals in SES positions relating to "inter-agency" experience (OPM, 2008b) .
CONCLUSION: THE BUSH LEGACY, THE OBAMA ADMINISTRATION, AND THE NEXT WAVE OF REFORM?
This article has argued that with the repeal of NSPS and with the federal employee unions in temporary ascendancy in Washington, the Bush HRM legacy may reside in significant part with the federated personnel system developed by the IC. Whether this element of the Bush legacy bears fruit during the Obama administration remains unclear. OPM chief John Berry has adopted a pro-reform disposition identifying in a 2009 speech, "an historic opportunity for comprehensive reform of our civil service system" (Berry, 2009, para. 4) . When Berry's predisposition is combined with President Obama's stance in support of PFP for teachers-and the dysfunctional aspects of the current system-the possibility of a civil service reform initiative cannot be discounted. One option would be for the Obama administration to couple pay and classification reform with the granting to federal employee unions of the right to bargain over pay. An agreement along these lines under consideration by President Clinton was scuttled when the Republicans took control of Congress in 1995 (Barr, 1995) . The advantages to the Obama administration would be both the union support that would be achieved and the replacement of an aging and obsolete system with one that would arguably facilitate the hiring and retention of high performers, provide managers with greater flexibility in pay and classification matters, and simplify classification processes.
As with its immediate predecessors, if the Obama administration decides to tackle civil service reform, it will confront the challenge of presenting a regime that achieves the "right balance between flexibility and uniformity" as identified by OPM in 2004. Just as the GS is regarded as overly rigid and centralized, the current trend toward balkanization reveals the shortcomings of excessive decentralization. The ideal system would feature a "federated" element with the granting to agencies of greater flexibility in matters of pay and classification than is provided under the GS while preserving government-wide rules and procedures. As the only example of federation now extant, the IC's system provides a natural model. And in providing an overarching framework that individual agencies can tailor to their needs, the broadbanding component of that system serves as an example of how federation would work.
Not unlike President Bush's big government conservative agenda, President Obama's agenda is a bold one, albeit one informed by a decidedly different philosophical bent concerning the role of the state. But just as was understood by George W. Bush, big agendas of whatever philosophical disposition require big thinking about how best to pursue a difficult balance between the advantages of HRM flexibility and HRM unity as that agenda sprawls across federal agencies. The Obama administration need not look far to see the rudiments of such a system in aspects of the IC reforms pursued by its immediate predecessor.
